Introduction
On 9 February 2006, the OSCE High Commissioner on National Minorities (HCNM), Rolf Ekéus, officially presented the Recommendations on Policing in Multi-Ethnic Societies to the 592nd Plenary Meeting of the OSCE Permanent Council (PC) in Vienna. 2 In his address, the HCNM introduced the Recommendations as "the result of work carried out by a group of experts I gathered together" to examine "an issue that I have found to be of profound importance during my work in the field, namely the role of the police in deescalating tensions and promoting harmonious inter-ethnic relations". 3 It is a timely document relevant both East and West of Vienna. This article will place these recommendations in the context of the conflict prevention mandate of the HCNM, and discuss their origins and background as well as the drafting process and the legal and political foundations. In addition, it will provide a brief overview of the six chapters of the document.
General Recommendations and the HCNM's Mandate
The Policing Recommendations are the fifth set of recommendations elaborated by internationally recognized independent experts under the auspices of the HCNM. Previous recommendations were: The Hague Recommendations Regarding the Education Rights of National Minorities (1996) ; the Oslo Recommendations Regarding the Linguistic Rights of National Minorities (1998); the Lund Recommendations on the Effective Participation of National Minorities in Public Life (1999) ; and the Guidelines on the use of Minority Languages in the Broadcast Media (2003) . 4 The issues dealt with in these recommendations were identified by the HCNM, over the course of more than ten years of intense activity, as recurrent sets of concerns related to minorities. With a view to achieving appropriate and coherent application of relevant minority rights in the OSCE area, the HCNM requested groups of 1 The opinions expressed in this contribution are the authors' alone. Statement by OSCE HCNM Rolf Ekéus to the 592nd Plenary Meeting of the OSCE Permanent Council (PC), Vienna, 9 February 2006, p. 3, at: http://www.osce.org/hcnm. 4
These recommendations are available (in several languages) free of charge from the Office of the HCNM and can be downloaded from http://www.osce.hcnm/org.
He does this in his specific recommendations to governments, in his statements and speeches, and in the elaboration of concrete projects. The general recommendations on specific topics or issues ("thematic recommendations") are tools to assist governments in translating minority rights standards framed in general terms into concrete laws and policies.
Origins and Background of the Policing Recommendations
Police-related issues appeared on the OSCE agenda at a relatively late stage. The topic was "discovered" only at the end of the 1990s when the OSCE Summit in Istanbul (1999) decided that the Organization should enhance its police-related activities beyond those already being conducted in Croatia and Analysis and Basic Documents, 1972 -1993 , Dordrecht 1993 Ibid., para. 6. 8
Cf. Arie Bloed, OSCE assistance for police has to be strengthened Kosovo. 10 The Charter for European Security, which was adopted at this Summit, provided for the enhancement of "the OSCE's role in civilian police-related activities as an integral part of the Organization's efforts in conflict prevention, crisis management and post-conflict rehabilitation". As previously stated, the HCNM is aware that policing issues are one of the recurring concerns raised in his meetings with government and minority representatives. Through his work in several participating States, the HCNM has observed that the police can be both a contributor and a threat to stability in states that are home to a plurality of ethnic groups. In a number of states, for example, there are no institutional mechanisms to support interaction and co-operation between the police and persons belonging to national minorities. In combination with a lack of appropriate training for policing a multi-ethnic society, the frequently mono-ethnic make up of the police service and discriminatory practices have generated negative reactions among national minority communities in a number of situations, even becoming a catalyst for conflict. In other states, by contrast, the HCNM has seen how efforts to make the police more representative of the community it serves and to enhance communication between the police and national minority communities have not only strengthened inter-ethnic relations but have also increased operational effectiveness. He has become strongly convinced that there is a correlation between the quality of policing and the state of inter-ethnic relations.
In 2004, the HCNM commissioned a report from two expert policing consultants on "Priorities for Policing in Multi-Ethnic Kyrgyzstan". The report summarizes the conclusions of a fact-finding exercise and sets out recommendations for a series of initiatives for multi-ethnic policing that can be incorporated into the OSCE's wider Police Assistance Programme for police reform and community policing in Kyrgyzstan. Although the report focused on Kyrgyzstan, its needs analysis provided a valuable template for identifying the policing challenge in any transition state or potential ethnic-conflict situation. At the time, there did not appear to be any written guidance for police that addressed issues of policing in multi-ethnic societies with a particular focus on transitional states and post-conflict situations, and this was confirmed by the SPMU. The closest there was to such a document appeared to be the Rotterdam Charter "Policing for a Multi-Ethnic Society", 16 but this concentrated on the situation in Western Europe and relations between police and minorities of migrant origin in urban areas. Furthermore, the Rotterdam Charter does not address prevention and management of conflicts as such. To fill this gap, the HCNM decided to proceed with the development of a set of general recommendations on policing in multi-ethnic societies. The 1996 Rotterdam Charter "Policing for a Multi-Ethnic Society", at: http://www. rotterdamcharter.nl. The charter is a legally non-binding document produced jointly by representatives of police, municipal authorities, and NGOs from across Europe.
Drafting Process
The drafting formula on which all thematic recommendations are based is "experts draw up, Commissioner endorses". 17 In consultation with the SPMU in the OSCE Secretariat, the HCNM appointed a consultant, Dr Robin Oakey, 18 to advise him and brought together a group of internationally recognized experts in the field of policing, consisting of a balanced mix of senior police officials, academics, representatives of relevant international organizations (OSCE institutions, Council of Europe, and EU), independent experts, and non-governmental actors, from across the OSCE region. 19 They were assisted by a number of legal and political advisers from the office of the HCNM. An initial meeting of the experts was convened by the HCNM in June 2005, followed by a second meeting in October and a concluding meeting in December. This process led to the elaboration of the recommendations on policing in multi-ethnic societies with Dr Robin Oakley acting as rapporteur.
Political and Legal Foundation
The Policing Recommendations, based on international experience and best practices, aim to provide states with practical guidance in developing policies and laws in accordance with international norms and standards. With regard to the legal foundation of the recommendations, a certain evolution can be made out, starting with the 1996 Hague Recommendations and leading to the 2006 Policing Recommendations. The first three sets of recommendations, on education, language rights, and effective participation in public life, are, in 20 The task of the selected experts elaborating the Policing Recommendations was to zoom in on these international standards from the point of view of the conflict prevention mandate of the HCNM and the role of ethnic and diversity factors in policing, based on international experience and examples of best practice and in the light of international minority rights standards. The combination of international human and minority rights lawyers and senior police officials in the group of experts made this possible. For example, the second section of the Recommendations (on recruitment and representation) reflects the right to effective participation of minorities in public life, as contained in paragraph 35 of the Copenhagen Document and Article 15 of the FCNM and interpreted in the opinions of the Advisory Committee on the Framework Convention for the Protection of National Minorities (ACFC) on the implementation of the FCNM. Recommendation 13, in section four on engaging with ethnic communities, addressing the ability of the police to communicate with minorities in minority languages, reflects the importance of the right to use the minority language in contact with the authorities, as contained in Article 10(2) of the FCNM. The enforcement of and respect for anti-discrimination law by the police, as provided by recommendation 19 in section five on operational practices, reflects the right to equality and the prohibition of nondiscrimination as basic preconditions for minority protection, as contained in paragraph 31 of the Copenhagen Document, Article 4 of the FCNM, and Article 2(1) of the UN Declaration on Minorities.
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See the website of the Hungarian Helsinki Committee, http://www.helsinki.hu.
Overview of Policing Recommendations
As explained above, the increasing social diversity of the OSCE participating States -both East and West of Vienna -places special demands on their public institutions. Because police organizations have the highest profile of all public agencies, they also need to be the first to adapt to the changing character of societies. If Europe is to respond adequately to these changes, then the police will have to change -both in organizational terms, and with regard to the way they operate. 21 The HCNM Recommendations on Policing in Multi-Ethnic Societies provide a detailed roadmap to support this process of change. The Recommendations are not a blueprint of a single model of policing to be applied throughout the 56 participating States of the OSCE, but rather offer guidance on one specific aspect of policing. They also have builtin flexibility thanks to the inclusion of various options on how to deal with new challenges posed by changing societies. While the Recommendations are rooted in existing international human and minority rights standards, they also promote policing practices that have proven successful in adapting traditional policing methods to the requirements of multi-ethnic societies throughout the OSCE. However, these "best practices" do not constitute instant solutions. In most cases they require considerable commitment and effort on the part of the state and will only prove fully effective over time and when implemented as part of a comprehensive strategy. Not that this should be taken to imply that the Recommendations can only be implemented en masse. Starting the process of reform by focusing on specific areas such as training may certainly be productive.
The 23 individual recommendations are grouped under six general headings, which, together, deal with all the essential components of policing in a multi-ethnic society. The remainder of this contribution consists of a discussion of the main elements of the Recommendations, which we shall consider section-by-section.
Section I -General Principles
The first three recommendations address the general principles of policing in a multi-ethnic society and underline the importance of incorporating a policy on multi-ethnic policing into a wider framework that must include both a general policy on the integration in society of persons belonging to national minorities and a policy on the modernization of the police. In particular, if a policy on policing in a multi-ethnic society is to succeed, there needs to be a broad consensus on the integration of minorities within a multi-ethnic society that recognizes the value of cultural, linguistic, and religious diversity and seeks to encourage participation of persons belonging to national minorities in public life, education, broadcasting, etc. On the basis of such a broad government policy, a mission statement can be drawn up for the police, reformulating its role from that of a law enforcement agency in the strict sense of the term to that of a "gatekeeper of equality, integration and cohesion in a rapidly changing society". 22 Such a document, which should include a clear vision of the role of the police, must enjoy cross-party support and be coordinated and agreed upon with the hierarchy of the police organization. It is essential that senior police officials fully understand the importance of their role in promoting good inter-ethnic relations, both externally and internally, and are committed to implementing it. The key to achieving this is persuading police management that adapting the way their organization operates in a multi-ethnic environment will actually improve the police service internally and increase the external effectiveness of their work in terms of community awareness, contact, and public confidence.
The second aspect of a policy on multi-ethnic policing that should be linked to a wider framework involves the general standards of modern policing with which it has to comply. While the Recommendations focus on one particular aspect of good policing, they presuppose compliance with the general human rights framework. It is hard to imagine how good practices in multi-ethnic policing can be introduced in a police organization that otherwise ignores basic human rights and policing standards. Re-orienting a traditional police organization to policing in a multi-ethnic environment will therefore often be part of a police-development programme. The Recommendations emphasize the importance of general policing and human rights standards by referring to international standards such as the United Nations Code of Conduct for Law Enforcement Officials and the Council of Europe European Code of Police Ethics.
Given the duration, complexity, and sensitivity of re-orienting a police organization towards multi-ethnic policing methods, detailed planning is essential. Action plans are helpful in spelling out a step-by-step approach. It is equally important to regularly monitor the implementation of the reforms. This needs to be undertaken by an independent agency, such as a human rights institution or ombudsman. Although such independent scrutiny may at first be controversial, it should be understood that the police will ultimately benefit from neutral, open-minded, and constructive criticism.
Section II -Recruitment and Representation
In the long term, recruiting police officers from minority communities is probably the most important aspect of implementing a policy on multi-ethnic policing. Like any public institution, the composition of the police needs to be broadly representative of the diversity of society as a whole. Equitable representation of minorities in the police is important for several reasons. First of all, it provides direct benefits to the police. Not only will police operations be enhanced by the inflow of information and the new skills and knowledge that minority recruits contribute, but the police will also benefit from better relations with minority groups. Communication between these groups and the police will be less fraught with difficulties, while, at the same time, minority groups will be able and inclined to take on more responsibility for the safety of their own communities when the police are more attentive to their particular concerns. Secondly, equitable representation of minorities in the police is also important at a more general level as a way of promoting integration of minorities through their participation in the public life of the state and its institutions. It is important to note, however, that persons belonging to national minorities recruited into the police force should not be employed as "minority police officers" to work only in areas inhabited predominantly by minorities or only on matters affecting minorities. Rather, they should be recruited to become generic professional police officers capable of working with all sections of society.
For all these reasons, increasing the representativeness of the police should be regarded as a major priority. However, this often proves to be quite a challenge as there may be several reasons for underrepresentation, including a lack of awareness of opportunities, a lack of educational qualifications, negative views caused by experience of abuse, and direct or indirect discrimination in recruitment processes. The police must therefore actively seek to recruit police officers from minority communities. This involves, first of all, setting (interim) targets that can realistically be achieved within a set time-frame. Then data needs to be collected on a regular basis to test whether these targets are being met. Simultaneously, special measures will need to be introduced to increase recruitment of underrepresented minorities. These special measures can include: a) Initiatives to increase information in minority communities about employment opportunities in the police, to create a positive image of the police, and to actively encourage interested persons to apply; b) Measures to address the lack of sufficient educational qualifications in potential applicants who are otherwise suitable and well motivated, for example, intensive, short courses designed to bring provisionally selected candidates up to the required entry level; c) Action to identify and address any possible causes of discrimination against minority applicants in the recruitment and selection process, including the provision of training in fair recruitment and selection for those responsible for these tasks and reviewing procedures to identify possible bias against minority candidates or other unnecessary disadvantage.
Selection criteria should also be reviewed to determine whether they are fully justifiable and ensure that they do not set unnecessary hurdles that indirectly disadvantage minorities. Some requirements, such as minimum height, that could prove an obstacle to applicants from particular minority communities need not be applied as a general requirement for all police recruits. This does not imply, however, that entry requirements should be altered or lowered just to accommodate applicants from minority communities. This would be counter-productive as persons belonging to ethnic majorities (and the media) are quick to suspect that standards are being lowered and that they themselves are now being discriminated against. In fact, those who are likely to be most concerned that standards not be lowered are police officers from minority backgrounds themselves: They will not want to be regarded as "secondclass police officers". Rather than lowering standards, educational and other support should be offered to promising candidates so that they can gain entry to the police organization on equal terms. Successful recruitment of minority officers may not in itself be enough. Experience shows that unless minorities feel they are treated equally and with respect inside the organization and have the same opportunities to progress in their careers, they are likely to leave their jobs with the police. Positive measures, such as development training programmes and mentoring schemes, should therefore also be introduced to support and encourage police officers from minority backgrounds to progress in their careers. At the same time, it is important to ensure that there is a neutral working environment and that complaints of discrimination are examined and addressed effectively. Specific professional associations for police officers from minority backgrounds can offer both general and individual support and advice in these matters.
Section III -Training and Professional Development
Training of police officers at all levels is vital for the successful implementation of a policy on multi-ethnic policing. Ideally, these issues should be included not only in special in-service courses, but also in the general training curriculum for all police officers, both in basic and more advanced police training. A training programme, which should be based on a needs assessment, is likely to include training on cultural and religious awareness, mediation and community relations skills, language training, and training in human rights, including rights of persons belonging to national minorities. Experience shows that it is essential that such training be practical and job-related. If the training is purely theoretical, it is likely to have little or no impact. The main emphasis in training, therefore, should not simply be on providing information, but rather on helping the police, in a practical way, to carry out their everyday work in multi-ethnic contexts in accordance with professional standards and international human rights norms. It can be especially difficult to address stereotypical and discriminatory views of minorities held by police officers. In the initial stages of such training programmes, in particular, it is often more productive to focus on the behaviour that is required from the police. If this behaviour brings results and facilitates policing, attitudes will gradually change as well.
Similarly, it is important that the appropriate methods be used. Since formal lectures have limited value on their own, they need to be accompanied by interactive methods such as structured discussion and debate, as well as practical exercises and role-play, which simulate real policing tasks in multiethnic societies.
For the training to be effective, it is also important that representatives of minorities be involved in the planning, delivery, and evaluation of the training. This has several advantages. First, police learn first hand from minorities about relevant cultural and religious practices and about minority groups' perceptions of the police. Second, training also provides the opportunity for personal interaction, including discussions, exercises, and roleplay. Finally, successful participation in police training by minorities can also build bridges and increase minority understanding of and confidence in the police.
Section IV -Engaging with Communities
Good communication with the public is vital for efficient policing in any democratic society, particularly if this policing is to be based on consent rather than on fear and repression. Establishing such communication is always difficult, but presents additional challenges in multi-ethnic societies. Not only can cultural, linguistic, and religious barriers hamper communication between minorities and the police, there may also be a strong sense of mistrust of the police among these groups as a result of past discrimination and oppression by the state. Overcoming these barriers in order to develop trust and confidence in the police will therefore require special efforts as well as a lot of patience on the part of the police.
The Recommendations offer a number of structural solutions for facilitating interaction and communication between police and minorities. They include, first of all, consultative bodies at national, regional, and local levels, such as community forums and community advisory boards, which can act as a source of information for the police on the local community and especially on minority concerns about the operation of law enforcement agencies. Other means of establishing and improving communication between police and minorities can include public meetings on the widest possible basis, "open days" specifically aimed at minorities, and community contact points at police stations. These contact points should provide information to members of minorities on legal procedures and opportunities to join the police, and should serve as a "public reception room" where such persons can raise issues of concern with the police. Finally, dedicated patrol officers could be assigned responsibility for developing and maintaining contact with each national minority in the area, making regular patrols and visits, establishing personal contact and building trust with members of such communities on as broad a basis as possible.
In the case of linguistic minorities, the ability of the police to speak and understand the language concerned is, of course, a precondition for effective communication and co-operation. Recruitment of police officers from minorities is one way of addressing this issue. However, in many cases this will not suffice and qualified interpreters will be needed as well: for dealing with witnesses and suspects, for example.
One of the most effective ways of building structured and durable relations with minority communities is through co-operation with minority associations and NGOs, as these can help the police to develop channels of communication, identify and address problems, and advise on and take part in training and recruitment activities. Both sides may initially be cautious: The minorities may suspect that the police have a hidden agenda, such as extracting intelligence on criminal activities among national minorities. The police, on the other hand, may have little experience of working with civil society groups and may suspect these groups' motives, especially if they have been publicly critical of the police in the past. But the police and these minority associations can certainly find common ground so as to improve police-minority relations and to increase access to justice for minorities. On such a foundation, each party can help the other while respecting their different roles and working styles (including the continued right of NGOs to criticize the police on behalf of their communities when things are done wrong).
Finally, a key tool in building and developing trust in the police is the availability of effective and independent procedures for making and examining complaints about racist or unprofessional police behaviour. This demand is not limited to minority communities but it is especially important to them given their vulnerability and past negative experiences.
Section V -Operational Practices
Policing in a multi-ethnic society is not only about putting in place measures and mechanisms that specifically focus on minorities in fields such as recruitment, training, and communication methods. At least as important is the question of "mainstreaming". In other words, how should the police carry out their day-to-day work in a multi-ethnic environment? First of all, this requires that the police enforce the law in an impartial and non-discriminatory manner, i.e. police powers are not applied disproportionately to persons belonging to national minorities. This so-called "over-policing", in which racial or ethnic stereotypes, rather than individual behaviour, are used as a basis for making decisions about who is likely to be involved in criminal activity, often takes place when stopping or searching people in the streets, checking ve-hicles, verifying identity documents, and using force in making arrests or searching premises. Direct or indirect discriminatory police conduct can be avoided by drawing up codes of conduct precisely setting out the behaviour that is expected of police officials when carrying out specific policing tasks. Ethnic monitoring of the outcomes of police operations is another way to identify whether or not police operations such as "stop and search" impact fairly and proportionately on different ethnic groups. Such monitoring should be carried out with due regard to confidentiality with the data anonymized and aggregated in statistical form, so as not to violate the rights of individuals.
At the other end of the spectrum, "under-policing" should also be avoided. This means that minorities should have equal access to police services and that their concerns should be addressed adequately and professionally. As minority communities are less likely to report crimes and may lack the experience or confidence in using existing procedures to ask for or complain about police assistance, the police first need to encourage minorities to turn to them when needed. Moreover, when persons belonging to minorities do report crimes, the police should ensure that these are properly investigated and that victims and witnesses are kept informed of the progress and outcome of cases. If persons belonging to national minorities believe they will be treated with respect and that their allegations will be taken seriously, they are more likely to report crimes and co-operate with the police, thus contributing to a safer environment.
Given the vulnerability of minorities to discrimination and xenophobic violence as well as their dependence on the police in addressing these problems, the police have a special responsibility to address incidents of discrimination and racism. Police powers should be used systematically and to the fullest extent to enforce anti-discrimination law. Indeed, under the European Convention on Human Rights, all police organizations have an obligation to investigate possible racist motives behind acts of violence.
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Section VI -Prevention and Management of Conflict
It is often supposed that the responsibility of the police in the area of ethnic conflict is limited to responding to actual incidents of overt conflict: to restore order and bring those in breach of the law to justice. This view does not take sufficient account of the importance of the role of police at earlier stages in the potential development of such conflict or in the de-escalation of tensions between ethnic groups once public order has been restored. The police share this responsibility with other groups and institutions such as central and local government, NGOs, and other civil society bodies. One key role of the police is to monitor the level of tension between ethnic groups on the basis of the number and gravity of specific incidents between persons belonging to different groups as well as intelligence derived from a variety of sources. In addition, the police need to be trained and equipped to manage civil disturbances and incidents of inter-ethnic conflict in a professional and nonpartisan manner, with the aim of de-escalating conflicts and of resolving them through mediation where possible and with minimal use of force. In doing so, they should always bear in mind that their actions are not separate from the dynamics of inter-ethnic relations. At least in the short or medium term, they may have a crucial effect on the development of inter-ethnic relations and the future of the state generally. For these reasons, their ability to maintain the confidence of all ethnic groups while managing conflicts and restoring public order is of fundamental importance.
Conclusion
To conclude, the fifth set of thematic recommendations elaborated by internationally recognized independent experts under the auspices of the HCNM addresses issues of policing in multi-ethnic societies of high relevance both East and West of Vienna. The guidelines in this new reference document for law and policy makers in the OSCE participating States constitute a translation and implementation of OSCE commitments, such as the right to effective participation in public life, as contained in the 1990 Copenhagen Document. As such, they will, when implemented, have great potential to contribute to the realization of comprehensive security in the OSCE area.
All OSCE participating States are invited to test the usefulness of this document in practice by disseminating it, incorporating it in their policing policies, and providing training on it to police officers. The Office of the HCNM is ready to provide assistance in implementing these recommendations.
